Abstract. The results of a survey of Public Employment Services in all the Member-States of the European Union, plus Iceland, Norway and Switzerland, are reported. The career guidance services offered within these structures are reviewed, in three categories: career guidance elements within personalised employment services; specialised career guidance provision; and other relevant provision, including career and labour market information and the delivery of services to students. Four trends are identified: towards self-service provision; towards tiering of services; towards decentralisation; and towards outsourcing. Finally, four issues are addressed: quality and impact measurement; role tensions; foregrounding the identity of career guidance; and the role of Public Employment Services in relation to lifelong access to career guidance.
Introduction
In many countries, many of the main career guidance services are located within Public Employment Services (PES). This is particularly true for adults; but in some cases it is true for young people too. Commonly, substantial public resources are invested in these services. They accordingly have a significant influence on the extent and nature of the career guidance services available to citizens.
Yet the place of career guidance within PES has always been somewhat problematic, in two respects. First, there has been some tension between the tendency for career guidance to address longer-term goals, linked to lifelong learning and sustained employability, and the pressures for PES to focus on short-term goals, seeking to get unemployed individuals into employment (and therefore off benefit) as quickly as possible. Second, there has been some tension between PES guidance activities and their gatekeeping and policing functions in relation to public resources. As the Organisation for Economic Co-operation and Development (OECD) (2004) points out, PES are required not only to help individuals make decisions, but also to make institutional decisions about individuals -in relation, for example, to eligibility for income support, or to access to publicly-funded training provision. Where such roles are combined, this can lead to role conflict.
The relationship between career guidance and Public Employment Services is therefore a matter of significant policy concern. An opportunity to explore this relationship within an international perspective was recently offered by a study carried out for the European Commission (Directorate-General for Employment and Social Affairs). The study covered the 25 Member-States of the European Union, plus Iceland, Norway and Switzerland.
The study was stimulated by a number of related factors. One was the impact of the European Employment Strategy, launched at the Luxembourg Job Summit in 1997. Guideline 1 of the Strategy requires Member States to ''ensure that, at an early stage of their unemployment spell, all job-seekers benefit from an early identification of their needs and from services such as advice and guidance, job-search assistance and personalised action plans'' (Commission of the European Communities, 2003, p.18) . This has been linked to the widespread adoption of a ''personal service model'', as part of a wider effort to modernise the PES. It is also linked to the so-called Lisbon goals within the European Union, of achieving sustained economic growth, more and better jobs, and greater social cohesion, by 2010.
The study had three parts. First, a literature review was conducted. Next, a questionnaire survey was carried out, focusing on six main areas: services, quality, staff, clients, relationships with other providers, and gaps and future developments. The questionnaire was sent in February 2005 to the Assistant Heads of the PES in each of the 28 participating countries; in the case of Belgium, separate responses were received from three regional bodies covering the Brussels-Capital Region (Office Re´gional Bruxellois de l'Emploi (ORBEm)), Flanders (Vlaamse Dienst voor Arbeidsbemiddeling en Beroepsopleiding (VDAB)) and Wallonia (Formation et Emploi (FOREM) ). This brought the total number of responses to 30. Finally, country visits were made to seven countries (Finland, France, Germany, Greece, Poland, Slovenia and Sweden) in April/May 2005. Each visit lasted 2-3 days, and included meetings with policy staff as well as visits to between one and three PES offices.
A full report of the study is being published by the European Commission (Sultana & Watts, 2006) . This paper reviews the key findings.
The services
According to an extensive and authoritative study by Thuy, Hansen and Price (2001) , the four main functions associated with PES are: job broking; providing labour market information (LMI); administering labour market adjustment programmes; and administering unemployment benefits. Thuy and colleagues define the third of these (labour market adjustment programmes) as comprising job-search assistance programmes, training and education programmes, and direct job creation programmes. In turn, they define the first of these (job-search assistance programmes) as including: self-help provision; group activities (in the form of job clubs, job fairs and workshops); and individual assistance (in the form of vocational guidance and intensive counselling programmes). The present study is concerned particularly with the latter, but also with the career guidance elements embedded in the self-help and group provision.
For the purposes of the study, the terms vocational and career guidance were regarded as interchangeable. They were defined in the questionnaire sent to the PES as referring to ''services intended to assist individuals, of any age and at any point throughout their lives, to make occupational, training and educational choices and to manage their careers''. The rubric included in the questionnaire added:
The services might be on an individual or group basis, and might be face-to-face or at a distance (including helplines and web-based services). They include job placement, career information (in print, ICT-based and other forms), assessment and self-assessment tools, counselling interviews, career education and career management programmes, work search programmes, and transition services.
This definition is a broad one, and very similar to that adopted in recent policy reviews conducted by OECD (2004) and the European Commission (Sultana, 2004 ) (see also Watts & Sultana, 2004) . In a PES context, it focused attention on four distinct facets of the service offered to individuals: (a) the personalisation of services; (b) the attention paid to assessing the individual's attributes and preferences; (c) the attention paid to long-term career strategies, seeking to assure not only their immediate employment but also their future employability; and (d) the attention paid to helping individuals to develop personal action plans. A crucial definitional issue is whether the use of the term career guidance is confined to activities where all of these elements are evident, or is extended to those where only some may be present. Within the framework of the present study, an inclusive approach was adopted, but attempts were made to distinguish where appropriate between different activities.
In particular, the review concluded that career guidance offered within a PES setting can be thought of in terms of three categories: (i) activities that have career guidance elements embedded within the core processes applied to unemployed individuals; (ii) career guidance services available to some unemployed individuals (and, possibly, others too), usually on referral; and (iii) other career guidance services (e.g. to pupils/students). The survey covered all three dimensions. In the analysis, is referred to activities under (i), are described as personalised employment services, thus distinguishing them from more elaborate (or ''deeper'') career guidance services. Drawing this distinction rather than blurring it makes it possible to be more analytically precise, and to consider the relationship and -where appropriate -the tensions between the two forms of services.
Career guidance elements within personalised employment services
The widespread adoption by the European PES of the personal service model has led to very similar approaches -with some minor differences -in the ways in which unemployed clients are assisted in the job-search process. In most cases, the clients' first choice is whether or not to make use of self-service facilities. Clients will often require personalised assistance in the job-search process, and may need to register both in order to have access to such assistance, and also to gain entitlement -where appropriate -to unemployment and social security benefits. The registration process tends to be purely administrative in nature, with clients providing the required details. Once the registration is completed, an appointment is made for a meeting with an employment adviser. In some countries (e.g. France), the registration process is conducted directly by an employment adviser, and the assisted job-search as well as the advisory process can be commenced immediately, particularly in offices where the number of clients is low enough to permit this.
The interview with the employment adviser is usually a longer meetinglasting up to 45 minutes in Germany, and an hour in Finland, for instance -and can include an initial diagnostic element (profiling), the setting of goals, and the joint development of a plan to attain those goals (personal action planning), as well as job-search assistance in relation to that plan. Such assistance depends on the range of measures and customised action programmes that a country's or region's particular PES can offer. These often include individual-and/or groupbased support in developing job-search techniques, in how to perform in employment selection interviews, in preparing job applications and curricula vitae, and so on. Some clients are referred to ''job clubs''. Other programmes directly target the development of work skills, with the adviser referring the client to specialised vocational training programmes designed to improve the client's chances of employment. The adviser may also, in some countries, refer clients to more specialised career guidance (see below).
In many countries, personalised employment services are also, at least in theory, available for those already in employment. These clients might want to change their current employment, and would like to use the PES networks and support services. They might also want to benefit from services that are publicly funded, such as vocational training courses. In reality, however, their access to such services tends to be more restricted than in the case of unemployed job-seekers. In some cases, they may be confined to self-service approaches. In a few countries, the PES employment offices only provide services for unemployed job-seekers, either de iure (e.g. Greece) or de facto due to the number of jobless to be catered for (e.g. Poland).
There are, in principle, at least four career guidance elements in these processes: (a) counselling skills of relationship-building; (b) diagnostic/assessment skills, to define the customer's needs, work experience, skills and qualifications relevant to his or her job-search; (c) skills of making occupational/educational suggestions, based partly on the customer's needs and wishes, and partly on the employment adviser's knowledge of the labour market and of employers' demands; and (d) skills of supporting action planning. Often, however, the procedure is predominantly managed as an administrative rather than a counselling operation. This can be evident in the ''architecture'' of the encounter between PES staff and clients: for example, whether the interview takes place over a desk (e.g. in Greece) rather than side-by-side (e.g. in Germany), and whether advisers enter data about the client into the computer while the client is talking.
In some countries, a determined effort has been made to ensure a separation between clerical, financial and placement roles, in order to enable advisers to focus on guidance and placement tasks, and to minimise the extent to which they are deflected by administrative tasks. Such separation of roles can also help to reduce the extent to which the career guidance role of employment advisers comes into conflict and tension with their ''gate keeping'' and policing functions in relation to public resources. In France, for example, the Association National Pour l'Emploi (ANPE) advisers are expected to signal instances where it is suspected that clients are ineligible for benefits, or that they are not committed to the job-search process. In practice, however, it seems that they rarely do so. Practitioners interviewed in the course of visits to PES offices in Finland and Greece indicated similar reluctance to engage in ''policing''.
Specialised career guidance provision
In principle, employment advisers in most -though by no means all -PES can refer their clients to more intensive career guidance services. In most cases, the deeper levels of service are provided by specially trained staff, often graduates who have a different status within the staff hierarchy. In some cases (e.g. Finland, Switzerland) such graduates are all psychologists. In others, they have normally specialised in psychology or in related areas like sociology or educational studies; often it is only those with a background in psychology who can administer and interpret tests (e.g. Poland). Staff may also refer clients to counselling services that focus on dealing with specific personal or contextual situations which constitute an obstacle to employment. Such problems can include disabilities, addiction, homelessness, child-care or debt problems, and so on.
In some countries, there has been a trend for career guidance activities to be integrated into more broadly based roles. An example is Denmark, where the roles of guidance counsellor and placement officer have become blurred. In some countries, however, career guidance services remain more strongly ''bounded'', maintaining a more distinct separation of roles. This is the case, for example, in Finland, where vocational guidance services within PES are particularly well developed. Further countries where separate career guidance services remain in place include Belgium-FOREM, Estonia, Germany, Lithuania, Luxembourg, Poland, Slovakia and Slovenia.
In other countries, training provision for those in career guidance roles is being enhanced. Thus in Ireland, nearly eight in ten of the employment service staff that provide career guidance have had at least some form of guidance training. They can undertake a part-time university course in adult guidance over a twelve-month period. Further countries introducing specialist training in career guidance include Hungary and Malta.
In principle, role separation allows for a greater degree of specialisation in service delivery, while role integration allows for a more holistic service delivery -which, some claim, is more satisfying for both the providers and the recipients of the service. The latter claim is made, for instance, by France and also by Norway, whose staff are involved in a wide range of activities that include job coaching, job placement and individual guidance. Other countriessuch as the Czech Republic, Hungary, Iceland and Malta -note that, where there is no differentiation, the resulting role overload leads to a tendency for less focus to be placed on career guidance, and more on job-seeking and job-matching.
Other career guidance provision
There are two other main forms of career guidance provision carried out by some PES: providing career and labour market information; and providing services to students.
In relation to labour market information, PES may perform one of three roles (Thuy et al., 2001 ). The first is producing LMI as a by-product of other functions, including vacancy handling. The extent and value of such information tend to be greater in countries such as Finland where the PES market share fluctuated between 60 and 74% between 1994 and 2004, than in countries where it falls below 30% (see Lippoldt & Brodsky, 2004) . The second is acting as the main agency responsible for producing labour market statistics. Countries where the PES plays an important if not a central role in the collection, organisation, analysis and dissemination of labour market information include Austria, Belgium, Czech Republic, Denmark, Finland, France, Germany, Hungary, Italy, Norway, Portugal and Slovakia. In other cases, however, the responsibility for producing LMI lies with institutions that are separate from the PES, such as national offices of statistics, labour directorates, and ministries of planning (e.g. Estonia, Cyprus, Luxembourg). The third role is acting as an analyser, synthesiser and distributor of value-added LMI. The PES is often the key interface between the production of LMI and its packaging and delivery to interested users, and the dissemination of such LMI is seen as enhancing transparency (e.g. the Netherlands). In many countries, special units analyse labour market statistics to extract information that is of relevance to the task of career guidance workers, and seek to package it in user-friendly ways.
Beyond LMI, PES often play an important role in developing and disseminating career information in broader terms, including occupational descriptions and their links with educational pathways. In Germany, for example, the BERUFEnet system covers occupations, fields of study, and training programmes. PES may also make such information available via career information centres, that either are attached to the PES (as in Austria, Germany, Luxembourg, Poland, Slovenia) or are at least partly independent of them (e.g. the Infoteka in Sweden).
In several countries, PES also makes more direct and substantial contributions to career guidance provision in educational institutions. PES staff may, for example, visit schools and higher education institutions in order to give talks and present information about the labour market, including the structure of employment opportunities, as well as to advertise the kinds of services that PES offer and which pupils might need to make use of when they leave school (e.g. Belgium-VDAB, Czech Republic, France, Germany, Iceland, Ireland, Lithuania, Malta, Norway, Poland, Portugal, Slovakia). They may also run programmes (on their own, or in collaboration with others) with early schoolleavers and drop-outs (e.g. Cyprus, Lithuania, Malta, Slovenia, Switzerland): often the assumption here is that institutions that are separate from the school are more likely to accepted by those who have experienced problems at school. Further, PES staff may be involved in running work-related programmes with students, involving work skills development (e.g. Latvia), work shadowing, work tasters and work experience, and the management of work-based learning in apprenticeship schemes (e.g. Malta).
In some countries, there has been a tendency for PES services to schools to decline (e.g. Cyprus, Norway, Poland, Slovenia, Slovakia), so that the preventive guidance function of PES diminishes in favour of curative or remedial guidance. This trend is not, however, visible across the board. Latvia, for instance, has decided to increase its services in order to reach out to school pupils, to higher education students, and most particularly to students from the vocational education sector.
There tends to be a difference in the approach to career guidance between PES staff and guidance personnel in schools. While guidance staff in schools are inclined to emphasise open choice, PES staff tend to focus rather more on the opportunity structures available and to stress pragmatism and realism in decision-making. The tension between the two approaches can limit crosssectoral collaboration. Potentially, however, it is a creative tension in an area of activity which, of its very nature, attempts to bridge the world of learning and the world of work.
Trends
Four trends were particularly notable in the survey. Two of these relate directly to service provision: towards self-service provision; and towards tiering of services. The other two are more broadly structural in nature: towards decentralisation; and towards outsourcing.
Self-service provision
Across all countries, the survey responses indicated a major shift towards selfhelp services. Some countries (e.g. Finland) have introduced an ''e-strategy'' policy in order to facilitate the blending of self-help strategies into their portfolio of services. Most have made a major investment in developing, adapting or adopting ICT and software that facilitate access to career, labour market and further education and training information and guidance in selfhelp mode. Examples include: the development of self-and career-exploration packages (e.g. Austria, Belgium-VDAB, Estonia, Ireland, Lithuania); webbased job-search facilities (e.g. Estonia, Ireland); and web-based registration, integrating the possibility of entering one's CV (e.g. Denmark, Ireland, Malta) or constructing a ''personal skills register'' (e.g. Luxembourg) on-line. Some PES also give users the possibility of creating their own domains, so that they can better 'market' themselves (e.g. Greece, Netherlands). A further example is the use of call-centre technology, which can range from a simple free phone number in order to access information (Belgium-VDAB, Finland, Greece, Hungary, Ireland, Italy, Norway, Poland, Slovenia), to a more in-depth engagement in a distance counselling interview (e.g. Poland, Sweden).
The shift toward self-help services has been facilitated not only through distance services but also through the reorganisation of PES office space. Finn, Knuth, Schweer and Somerville (2004) note that the physical design of PES offices shapes the interactions that take place within them and the extent to which a social environment is created for job-seekers that can improve their self-esteem and encourage their focus on finding a job. Many countries (e.g. Hungary, Ireland, Slovenia, Sweden) provide an open information area where clients have access to computer terminals, printers, fax, photocopying facilities, and telephones. France has made a major investment in this regard, with a radical restructuring of its offices. Others have started implementing plans to have standard, well-equipped, self-service zones (e.g. Iceland, Portugal, Slovakia). Some have re-designed their floor space into ''zones'' (most notably Austria, but also Italy and Norway).
In principle, self-service frees up PES staff to focus more of their time on those groups that need more support and more personal guidance. Many PES users do not have the literacy, digital or otherwise, to be able to navigate data bases, fill forms, and manage complex information on their own. With unemployed people, the share of self-service tends to be reduced as the duration of the client's unemployment lengthens. This is clearly visible from the statistics in France, where 42% of clients have used self-service at the time of registration, but this drops to 26% after six months of registering; by the time they have been unemployed for two years, only 5% make use of self-service facilities.
Tiering of services
Alongside self-service, a number of PES are seeking to manage the pressures on their resources through tiering of services. A common model is to define three levels of service (as in Austria, Finland, Netherlands, Portugal, UK):
• Self-service, through use of resource centres and websites.
• Group-based services and/or brief staff-assisted services. The group-based help may include job clubs, sessions to help clients acquire self-confidence and motivation, and sessions on job-seeking (e.g. CV and selectioninterview coaching) and other employability skills.
• Intensive case-managed services, including individual counselling.
The way the tiering is implemented may vary: in some PES, it may be applied to all clients; in others, it is confined to unemployed clients. Again, the precise definition of the levels, the groups to whom they are applied, and where career guidance is located within them, may vary across countries. In Germany, for example, four groups are distinguished: market customers, who are expected largely to help themselves, making use where appropriate of the PES's internet services and information centres, with little or no personal support (around 30% of clients); activation customers, who need some personal support, in the form of employment counselling, help with self-presentation, and the like (around 20%); support customers, who are referred to training courses to extend their vocational skills, or to wage-subsidised jobs (around 20%); and case-managed customers, who are judged as being unlikely to be able to reenter the labour market until they have solved other problems (e.g. drugs, health, psychological, debt) (around 30%). The allocation to a particular segment determines not only the type of service to be offered to the client, and whether these are to be offered face-to-face or at a distance (e.g. email, or telephone): they may also determine the frequency and duration of subsequent contacts.
Decentralisation
One form of organisational restructuring which has had a strong effect on PES in recent years is decentralisation. A review by OECD (1998) indicated that at least nine European countries (Belgium-Flanders, Czech Republic, Denmark, France, Italy, Poland, Sweden, Switzerland, UK) were at the time involved in decentralising PES services to regions and provinces and in the use of local management for the design and implementation of employment policies (see also OECD, 2003; Sultana, 2004) . The present survey confirms this trend, with respondents noting a tendency for more autonomy to be allocated to the regional and local offices (e.g. Portugal, Slovenia, Spain). In France, traditionally one of the more centralised countries in Europe, the shift towards decentralisation was reinforced by legislation enacted as recently as 2004.
In some countries (e.g. Czech Republic), the process of decentralisation is partial in scope. In others (e.g. in Finland, Hungary, Ireland, Lithuania, Slovenia, Spain) it is more extensive and deeper, with possibly the most decentralised PES systems being those of Denmark, Italy and Poland. In a decentralised context, regional and/or local offices can enjoy a greater or lesser degree of autonomy in the organisation of services, in making decisions about the way offices are run, in the recruitment of personnel, in the training of staff, and in the way funds are used.
While decentralisation can result in stronger local ownership and customisation of services, it can also produce some difficulties in the employment and career counselling field (Watts & Fretwell, 2004) . In particular, it can impede the development and dissemination of national labour market information, and the harmonious development of services in the interests of labour mobility. In Poland, for example, the decentralisation policy has meant that employment offices have tended to function in isolation from one another, to be underfinanced, and to suffer from a high turnover of staff; and maintenance of national labour market information sources has been threatened. Decentralisation can also lead to deep differences in service provision between regions (e.g. Italy, Poland).
Accordingly, several country responses (e.g. Belgium-FOREM, Hungary, Sweden) indicate that measures have been taken to bring about more coherence at a national level. In several countries, for instance, a central office supports local offices in implementing nation-wide standards (e.g. Finland, Ireland, Netherlands, Portugal). The UK -one of the first European countries to embrace decentralised management structures -is also moving towards tighter reporting back to the centre.
Outsourcing
A major shift can be observed in the institutional culture of the PES over the past decade or so. It has moved away from being a largely self-sufficient organisation, to one that sets out to develop and manage specific relations with other agencies in the delivery of services. Such institutional relationships can be marked by collaboration (through partnership agreements), devolution (through outsourcing or even privatisation of specific functions), and/or competition (with private employment agencies). Thuy et al. (2001) suggest that there are three key factors that have contributed to this shift. The first is the increasing influence of economic liberalism and globalisation, which has challenged the role of the public sector, and has made a case for increased competition in order to ensure efficiency. The second is that the labour market has become so complex that no single service provider can possibly deliver the range of expertise required. Finally, it has become increasingly clear that the issues of unemployment and social exclusion cannot be considered in isolation from wider social and economic problems, and that therefore a whole platform of organisations and operators need to work together in order to develop integrated solutions in a holistic manner.
According to Thuy et al., four models of competitive service delivery have been introduced by PES in different countries: (a) privatisation, where a former public function is moved permanently into the private sector and becomes selffinancing; (b) contracting-out (or outsourcing), where the delivery of a former public-sector function is the subject of private-sector competition, though it continues to be supported wholly or partly from public funds; (c) markettesting, which is like contracting-out except that the existing public-sector provider competes against other bidders; and (d) vouchers, which enable the client or customer to shop around between suppliers.
By far the most common model adopted by many of the PES in Europe in relation to the provision of career guidance services is outsourcing in the form of contracting-out or market-testing. A clear trend towards an increase in contracting-out was reported by several countries, including Austria, Belgium, Czech Republic, France, Hungary, Italy, Slovakia, Slovenia and Spain. Not all sub-contracting is competitive: some services can be offered in partnership with non-governmental organisations, or with not-for-profit associations. Such partnerships can be formed at a central office level, as in the case of Belgium's VDAB, or at a local employment office level. The only reference to a voucher scheme was made by Germany, where the Job Aktiv-Law of 2002 introduced a placement voucher system that allowed the outsourcing of placement services to private providers of the client's choice -a process that requires close collaboration between the PES and its partners.
The volume of outsourcing differs from country to country: from little or nothing in Cyprus, Estonia, Iceland, Malta and Poland, to 90% of services in Switzerland. Much of the contracting-out goes in the direction of specialised services that work with specific client target-groups, and is motivated by a desire to ensure that those closest to these groups deliver a service that is timely and both customer-and context-sensitive. Italy and Malta, for instance, outsource services for clients with disability; Ireland, Italy and Slovenia outsource services to early school-leavers; Germany outsources services for clients who have multiple problems, and who are hard-to-place.
The range of services which PES contract out, and which have a greater or lesser career guidance element embedded in them, is broad. They include client assessment: the Czech Republic, for instance, has outsourced some of its diagnostic centres; the Netherlands has contracted out its ''accreditation of prior learning'' work; Finland has outsourced the assessment of clients' working capacity and ''start-up mapping''. They also include job-search training, as in Finland, Slovenia and Sweden. Germany often outsources intensive job coaching. Another area outsourced is personal action planning: Belgium's VDAB, for instance, has outsourced 3,000 pathways for its longterm unemployed clients. In the UK, Jobcentre Plus advisers carry out the initial screening and skills diagnostic work, but refer clients to contracted providers for more in-depth guidance.
Issues

Quality and impact measurement
The sharing and devolution of responsibility -both when this concerns the regions, and when it concerns private service providers -raises a number of important issues. A central one is how the quality of personalised employment and career guidance services provided or sub-contracted by PES is to be assured. OECD (2004) points out that, in the past, quality has often been presumed to be assured through administrative controls and through specification of the qualifications required by staff. But it argues that this is too limited, particularly where staff qualifications are quite weak or variable. It notes that service-delivery standards can be of four types: generic standards applied to a wide variety of activities, of which career guidance is only one (e.g. ISO, EFQM, TQM); standards developed specifically for a particular sector (e.g. PES) which includes guidance among its range of activities; standards developed specifically for the career guidance field, with an accreditation procedure to enforce them (as with the Matrix standards in the UK); and voluntary guidelines developed for the career guidance field, which services can adopt and apply if they so wish (as in Denmark).
The survey responses indicate that Europe's PES have drawn on all these strategies in an attempt to find a positive balance between flexibility and congruence -i.e. in ensuring that access to range and quality of services does not substantially differ between locales, to the detriment of specific groups of citizens. However, it is also clear that there are many countries (e.g. Cyprus, Czech Republic, Greece, Iceland, Malta, Netherlands) which have not yet introduced standards in relation to their career guidance services, or qualityassurance mechanisms to ensure that such standards are kept. Nevertheless, many of these countries are either planning to introduce such measures, or are in the process of piloting them. Some countries have articulated common minimal standards (e.g. Austria, Estonia, Netherlands, Norway, Poland, UK), which all PES offices as well as partner organisations are required to attain. Sometimes these standards are embedded in a legislative framework, as in Italy. Where services are outsourced, the agencies concerned have to follow regulations and standards established by the PES: Ireland, Slovakia and Spain, for instance, set quite stringent standards, while in the UK providers have to meet the Matrix quality standards.
As noted above, the approach to quality assurance can be comprehensive or targeted. In the comprehensive approach, generic aspects related to service standards are focused upon. In the targeted approach, the focus is on specific aspects of service, which may include career-guidance-related activities. In Austria, for instance, quality standards are in place regarding the updating of career-related information, gender-fair labour market information, the minimum time to be allocated per client during an interview, and the appearance of the room in which individual guidance interviews are held. Spain has developed a detailed list of technical specifications for several dimensions of the career guidance process, identifying the methods that can be used in delivering each dimension, the minimum qualifications required by staff in each case, as well as the minimum time and resources that need to be allocated.
In a number of countries, the strategy has been to ensure standards in provision while allowing space for local dynamics and initiatives. This has been done by seeking to steer through target agreements and ''management by objectives'', rather than through administrative regulation. In this way, common outcomes are centrally decreed, but the ways of attaining them are left to the locale. This has been the case, for example, in Austria, Belgium-FOREM, Belgium-VDAB, Finland, Germany and Latvia. The auditing of attainment targets is generally based on either quantitative or qualitative indicators, though increasingly a mix of both approaches is being adopted. Quantitative criteria include the numbers of clients handled, and success in placing clients in training programmes and jobs. Qualitative criteria tend to focus on client satisfaction with services received.
In general, however, the evidence available on impact measurement is limited. Few of the survey responses indicated any major assessment of career guidance and career-guidance-related activities in the two years preceding the study. A clear recommendation emerging from the study is accordingly the need to strengthen the evidence base by designing and implementing nationaland possibly cross-national, comparative -surveys in order to be better placed to measure the impact of career guidance in PES settings.
Role tensions
The survey responses indicate that in their efforts to provide personalised employment and career guidance services to a broad range of clients, PES staff encounter a number of tensions and dilemmas that arise directly from their work with clients. These largely result from the dual role that the institution they work for has to fulfil: on the one hand, to help clients clarify where their occupational strengths and interests lie, and to open up pathways into jobs that use these strengths and satisfy these interests; and on the other hand, to place clients into employment as quickly as possible -even if at times this entails overcoming client reluctance to work, or to work in jobs that are less satisfactory for them.
A common dilemma relates to the tension -reported in many of the country responses -between (a) the largely liberal background and training of persons coming through training in psychology and psychology-related courses which encourage humanistic, client-centred perspectives (an approach and philosophy that are in principle in tune with the renewed emphasis on personalised service models within European PES) and (b) the realities of severely restricted labour market opportunities. One way of articulating this tension is by saying that tight labour markets pit the client-centred ethic against the job-placement imperative. From the perspective of the client, this tension can be transcended somewhat by the argument that employment -even if initially in a job not specifically aspired to -often opens the door to improved material, social and psychological well-being.
Related tensions in providing guidance services can surface at particular junctures in the process of service delivery. One is when clients are referred to services against their wishes, and clients only accept the referral in order to safeguard access to benefits. Another is when job-placement targets (in terms of numbers overall, but also in addressing skills bottlenecks) and deadlines established at a political level put pressure on employment officers and career counsellors to shepherd clients into employment that is not of the client's choosing. A third is when the time that can be allocated to the guidance interview is so short that advisers feel they are processing rather than guiding individuals. This is particularly acute in those cases where employment advisers have unrealistic staff-to-client ratios, a factor referred to by practically all the countries involved in the survey.
A further role tension is between a model of personalised employment and career guidance services which positions the client as a passive recipient of services, akin to a medical model where PES staff are viewed as experts treating patients, in contrast to a model that is based on empowerment. There are thus two different and contrasting philosophies underpinning personalised service models. Thus Belgium-VDAB emphasises its shift from an ''expert'' testing and assessment approach to a self-assessment, reflective and empowering approach based on dialogue with the client. The Norwegian and Spanish responses similarly note that their work with clients is based on a conviction that the unemployed must be considered as persons with resources, not just with problems. In this view, the challenge for counsellors is to act as facilitators who aim to help clients understand and overcome the difficulties that appear on the way to employment. They accordingly apply a methodology with a solutionfocused intervention where training goals, attitudes, locus of control and selfefficacy are given due importance within an overarching social constructivist framework.
A challenge for all PES is to find effective ways of managing and, where possible, resolving these role tensions.
Foregrounding the identity of career guidance
The survey data indicate that, due to the personal service model, career guidance elements are becoming increasingly embedded in a broad range of activities conducted by the PES. This is, in principle, a positive development, particularly for those who are convinced that client-centred approaches to PES service delivery are more respectful of citizens, more empowering, and -when adequately underpinned by sound economic and sociological as well as psychological frameworks -less likely to adopt stances that construct clients in deficit terms.
But the survey also leads us to conclude that the embedding of an activity such as career guidance in too broad a range of other activities may have some negative consequences. The most important of these is that the very notion of career guidance may become so diluted, and the boundaries with other related activities so blurred, that it becomes difficult to identify, define, and hence train for or evaluate. In other words, embedding may lead to a situation where the institution in which career guidance is practised disregards the fact that this activity is constituted by a discrete set of practices supported by a knowledge base and a range of competences that have been systematically developed over a century or more of professional experience, and reflective research on that experience.
Needless to say, this discrete activity which we are referring to as career guidance will be shaped differently in the different contexts in which it is exercised, so that, to take just one example, career guidance in educational settings will overlap with, but also be substantially different from, career guidance in PES. In other words, our understanding of career guidance depends on the context in which it is nested. The everyday realities of the PES context are marked, in particular, by such factors as time constraints, pressure of client numbers and hugely variegated client needs, and the imperatives of swift job placement.
A clearer foregrounding of the identity of career guidance within PES would lead to a greater concern with ensuring that all those involved in this work have the required knowledge base, the interpersonal skills, the ethical foundations and the technical competences that the work requires. Among the aspirations for career-guidance-related services expressed by survey respondents, some highlighted the need for career guidance to have a more distinctive professional role. Other statements were that professional standards in relation to personalised services were difficult to maintain unless there was institutional support for deeper career guidance provision; and that personal action planning and attention to individual attributes and preferences could not be guaranteed unless there was a sound understanding of what this entailed in service terms on the part of the organisation. Respondents also flagged the need for more training in order to be in a better position to fulfil the multiple and expanding demands in a more professional manner. Some reported finding themselves in situations of having to use new methodologies -such as group guidance skills and profiling methods -without sufficient preparatory training, or support in finding the right balance between different methodologies, to enable them to address appropriate target-groups with appropriate tools.
A recommendation stemming from the study is therefore that PES leaders and practitioners should respond to the need to articulate, more clearly than has hitherto been the case, an identity for career guidance services within PES: one that is in tune with the demands that are being made on it both by forces external to the organisation, and by internal forces. In this articulation of identity, issues of staff competence and roles, and of quality in service delivery, will assume increased prominence. Staff training is particularly critical here. What is clear from the study is that there is not just one route into career guidance, but rather that a range of pre-service, induction, in-service and continued training can all contribute in different ways in the building up of a competence profile that can respond to the needs of PES clients.
PES and lifelong access to career guidance Thuy et al. (2001) suggest that the PES has potentially an important role to play as the gateway to lifelong learning, helping people to review the direction of their careers, helping them determine what learning would benefit them and steering them to appropriate institutions or learning packages. (p.166) Such guidance ''could be achieved through well-designed computer systems but highly trained counsellors are needed as well'' (p.166). They add: ''We are unable to recommend just how the necessary assistance should be given, but believe that governments would do well to consider seriously the claims of the PES to fulfil this role in relation to the claims of other organizations'' (p.166).
Similarly, OECD (2004) suggested that consideration should be given to integrating PES guidance services more closely into lifelong learning strategies in general and strategies for lifelong access to career guidance in particular. These services could then be transformed into well-publicised career development services for all, helping people to sustain their employability and respond flexibly to change.
The present survey makes it clear that few PES have the capacity yet to take up this lifelong guidance challenge. Some countries have set up programmes to develop career guidance services for employees, but in several cases have done so largely outside the PES. In France, for example, all employees have a legal right, every five years, to a skills assessment (bilan de compe´tence); separate centres have though been set up to implement the scheme (Bartlett, Rees & Watts, 2000) . Belgium's VDAB is probably at the forefront of PES innovation in the area of lifelong guidance. In most countries, however, the priority is the reduction of unemployment figures at all costs. This political/institutional imperative leads to a situation where, despite a commitment in principle to supporting lifelong career development, career guidance and career-guidancerelated staff end up catering only, or mainly, for the unemployed, at the expense of those already in employment.
Linked to this is the trend for PES to diminish its services to the education sector. High unemployment rates and increasing demands in relation to jobseekers have led to a concern for retrenchment which focuses largely on curative rather than preventive career guidance.
The development, with partners, of a system of lifelong career guidance is therefore still very much a challenge and an agenda for Europe's PES, as much as it is for the education sector and for enterprises. All three sectors need to find ways of working together in order to ensure that clients experience the flow of services in as seamless a manner as possible throughout life. Accordingly, a final recommendation from the study is the need for personalised employment services and career guidance services in PES to reflect on the lifelong dimension of their work, and to develop new strategies and modalities for working in partnership with others in order to reach out both to those who are still in formal education, and to those who are already in employment.
